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Following World War II, a national con-
sensus emerged in the United States on the
objectives of full employment and economic
growth- -objectives which, along with national
security, were to dominate national policy for
the next twenty years. By the early 1960s,
great progress had been made in achieving these
goals. Overall, unemployment rates were low,
real per-capita income had shown steady in-
creases, prices were stable, and the Cold War
crisis had abated. The very success in
achieving economic growth and stability ob-
jectives led the Nation to turn attention to
other pressing domestic issues. Two of these
assumed great importance--the "war on poverty"
and environmental quality; along with Vietnam,
these issues dominated United States policy in
the Johnson and first Nixon administrations.
Both the war on poverty and Vietnam issues
reached their peak in the late 1960s and were
already on the decline in importance when the
issue of environmental quality rose to national
importance in 1970.
In a paper published in 1971, this author
(Hufschmidt, 1971:231) raised a number of
issues: "If, indeed, environmental quality is
to be a major objective of national policy, how
is it to be properly coordinated with other
important elements of public policy involving
economic and social goals? How are the broad,
general statements of environmental quality
contained in the legislation to be translated
into specific objectives that can provide the
basis for realistic and effective policies,
plans, and action programs? How can per-
formance of policies and programs be measured
in terms of achieving specific objectives?
And, most important, how can we evaluate the
reciprocal effects of programs serving environ-
mental quality and those serving other public
policy objectives?"
In the same paper, this author (Hufschmidt,
1971:232) asserted that the national goal of
environmental quality must be considered along
with "national goals for economic growth, em-
ployment, economic stability, equitable dis-
tribution of income and opportunity, and public
health and safety." It is instructive to look
at the experience of the past eight years to
find out what has happened to the national con-
cern for environmental quality that was so
strong in 1971, and to learn how environmental
quality programs and activities have fared in
the presence of other, often conflicting,
national objectives and programs.
MAJOR TRENDS SINCE 1970
In the United States, the years 1970-1972
represented the full flowering of the environ-
mental quality movement. At the national
level, the National Environmental Policy Act
(1970), which created the White House-level
Council on Environmental Quality, the 1970
Clean Air Act amendments, the establishment in
late 1970 of the Environmental Protection
Agency, and the 1972 amendments to the Federal
Water Pollution Control Act represented major
initiatives in policy and program. Actions
followed rapidly at the state government level;
many stages made important organizational,
program, and policy changes in response to the
national government initiatives (Parker, 1975).
It is important to note that the public
pressure for environmental improvement in the
United States, and the developed nations
generally, was not primarily a public health
concern in the direct sense of water-borne or
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Concern for environmental aesthetics marked
the early days of the environmental movement.
air-borne disease vectors. In the water qual-
ity field, for example, U.S. national water
pollution control programs were transferred
from the U.S. Public Health Service as early as
1965, presumably because the important water
quality problems were ecological and aesthetic
rather than health-related. Although the pri-
mary ambient air quality standards authorized
in the Clean Air Act amendments of 1970 were
based upon health criteria, the basic policy
emphasis at the time was cleanup for its own
sake, using public health as an important legal
justification. This conclusion is supported by
the fact that administration of the Clean Air
Act (as well as of other environmental quality
programs) was removed from the Department of
Health, Education and Welfare and placed in the
newly established Environmental Protection
Agency. In effect, the national health agency
was left without any major environmental health
programs
.
EARLY EMPHASES
Much of the original thrust of the environ-
mental quality movement derived from the eco-
logical and natural systems orientation of the
movement's leaders. One only needs to recall
the popular impact of writers such as Rachel
Carson (Silent Spring) and others to appreciate
this important impetus. Accordingly, much of
the national and international environmental
policy and legislation in the period 1970-1973
had a strong natural system orientation (Cald-
well, 1975). Certainly, this was true of the
U.S. National Environmental Policy Act, with
its requirements for environmental impact
statements, and the Federal Water Pollution
Control Act amendments of 1972, which called
for a "zero-discharge" goal to be attained by
1985.
The natural system approach is reflected
to some extent in the programs of other de-
veloped nations and in the establishment of
the United Nations Environmental Program.
During this period, the primary emphasis was
on the ill effects of human rape of the en-
vironment rather than on the direct health
effects on humans of environmental degradation
perpetrated by humans as well as by nature.
Of course, public health remained as an im-
portant consideration, but it was not the
primary policy thrust in the developed nations.
A CHANGE IN PERSPECTIVE
It was too much to expect that the very
strong emphasis placed by Congress on en-
vironmental quality in 1970-72 would continue
without major challenge, especially when the
significant economic and social costs of major
improvements in environmental quality became
evident.
ENERGY
The first challenge to the environmental
quality movement came with the energy crisis
of late 1973. This crisis brought home to
both the developed and developing nations the
key role played by energy in development and
environmental quality. The challenges arising
from increasing dependence on foreign sources
of energy, especially petroleum, in a period
of rising energy costs also became apparent.
In some countries, specific environmental
quality goals had to be adjusted to meet the
new realities. The drive for a greater degree
of energy self-sufficiency, which the United
States and other nations have adopted, in-
volves substantial short-term environmental
quality costs; in the United States, for
example, fuel use at some electric power
plants was shifted from natural gas and petro-
leum to coal at the expense of short-term air
quality goals. Other environmental costs in-
clude land degradation from strip-mining, risk
of oil spills from offshore petroleum produc-
tion, and problems of safe radioactive waste
management from nuclear power production.
Energy conservation and greater emphasis on
solar, wind, geothermal , and biomass energy
sources are mitigating factors, but, at least
in the short term, the pressure for greater
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self-sufficiency by nations may well have
adverse consequences on environmental quality
objectives.
Faced with increasing difficulties in
meeting environmental quality goals, policy-
makers in the United States have reassessed
priorities, and are now emphasizing environ-
mental health and safety as important policy
guides. For example, health and safety are
becoming the dominant factors, along with eco-
nomic cost, governing the choice between
nuclear and fossil-fuel electric power gener-
ating plants and the location of such plants.
RECESSION AND INFLATION
The second challenge to the environmental
quality movement, almost coterminous with the
first, was the economic recession along with
high rates of inflation that began in 1974.
This "stagflation," which was accompanied by
unacceptably high levels of unemployment and
sharp increases in the cost of living in the
United States, raised the issue of possible
adverse economic effects of specific environ-
mental quality programs and activities. All
proposed regulatory actions of the Environ-
mental Protection Agency were closely analyzed
by the Office of Management and Budget for
possible adverse employment and/or inflationary
effects. It is fair to conclude that the
recession- inflation had a dampening effect on
environmental quality as a national policy
both in the United States and in other de-
veloped countries. This was true in spite of
considerable evidence that, on the whole,
environmental quality programs had a positive
effect on employment and had negligible ad-
verse consequences on economic growth and
inflation (CEQ, 1976).
This economic challenge to the environ-
mental quality programs forced supporters of
the programs to re-emphasize environmental
"...THE PUBLIC PRESSURE FOR ENVIRON-
MENTAL IMPROVEMENT IN THE UNITED STATES,
AND THE DEVELOPED NATIONS GENERALLY,
WAS NOT PRIMARILY A PUBLIC HEALTH
CONCERN. .
."
health as a vital policy tool. This is
especially true in the case of air pollution
where adverse health effects of high pol-
lution levels have been demonstrated, but it
is also true in water pollution and solid
wastes. In the final analysis, when regulatory
actions are challenged either administratively
or judicially, the environmental health argu-
ment is the single most effective rationale to
support the position of the environmental
quality agency.
ENVIRONMENTAL CONTAMINATION
In contrast to these challenges, an im-
portant impetus for environmental quality
Wildlife protection was another important focus of the early environmental movement.
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programs in the United States arose from di-
rect threats to the public due to environmental
contamination incidents: these include the
discovery of carcinogens in New Orleans' water
supply and asbestos fibers in Duluth's water
supply. These events helped speed the enact-
ment of the Safe Drinking Water Act of Decem-
ber 1974, which, for the first time, provided
national authority over virtually all public
water supplies throughout the country. Signi-
ficantly, administration of this health-
related program was placed in EPA.
Even more significant have been the threats
to environmental health arising from the in-
creasingly large number and volume of toxic
chemicals used throughout the economy. Major
episodes such as the Kepone disaster in Hope-
well, Virginia, are symptomatic of a larger
and more pervasive problem typified by our
growing dependence on chemicals. After years
of discussion, the U.S. Congress enacted a
Toxic Substances Control Act which took effect
on January 1, 1977. This law, which regulates
industrial chemicals and chemical products,
complements existing laws controlling discharge
of chemical wastes into the air and water, and
also complements statutes regulating use of
synthetic chemicals in pesticides, drugs, and
foods. The major purpose of this legislation
is environmental health, and it is clear that
the emphasis in EPA programs has moved steadily
and significantly since 1971 in the direction
of environmental health. Furthermore, recent
emphasis on toxic and carcinogenic chemicals
is quite different and far more complex than
the prevailing concern of the 1950s--bio logical
pathogens.
OCCUPATIONAL HEALTH
Along with the growing concern for environ-
mental contamination, increasing attention is
being given in the United States to occupa-
tional health. Although a comprehensive
Occupational Safety and Health Act was enacted
...THE MOST IMPORTANT COMPONENT-
OBJECTIVE OF ENVIRONMENTAL QUALITY IS
THAT OF HEALTH AND SAFETY."
in 1970, progress was slow at first in es-
tablishing criteria and enacting standards
governing work-place hazards, including
hazardous pollutants. Now, the Occupational
Safety and Health Administration in the Labor
Department, the National Institute for Occupa-
tional Safety and Health, and the Environmental
Protection Agency are cooperating in pressing
for improved standards and performance in en-
vironmental safety and health in the work-
place, the home, and the outside environment.
In summary, the major trends since 1970
have been in the direction of recognizing,
first, that environmental quality programs
would have to be adapted to the realities of
other governmental goals including employment,
economic stability, and energy conservation,
and, second, that the most important component-
objective of environmental quality is that of
health and safety.
THE INSTITUTIONAL AND POLICY FRAMEWORK
Considerable progress has been made since
1970 in meeting some very ambitious environ-
mental quality objectives, especially as ex-
pressed in the air and water quality legisla-
tion. Of course, there have been difficulties,
serious delays, and even failures, and the
efforts have been costly and often wasteful.
It is instructive to look briefly at the frame-
work of institutions and policies to discover
how specific elements in the framework have
contributed to, or detracted from, success of
environmental policies and programs.
V,,w
The cause of environmental quality has been
strengthened by environmental contamination.
ENACTMENT OF NEPA
First, of crucial importance was the en-
actment of the National Environmental Policy
Act, signed on January 1, 1970. This Act
clearly and unequivocally established environ-
mental quality as a major national policy
objective, and provided the basis for a number
of judicial interpretations of environmental
12
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A secondary function of the EPA is research and grant administration.
legislation since 1970. The Act also estab-
lished the requirement that all federal govern-
ment agencies prepare environmental impact
statements on any proposed major action that
significantly affects the environment. This
requirement, along with liberal provisions for
citizen court suits against executive agencies,
provided environmentalists and public interest
groups with a major tool to force government
agencies to take better account of environ-
mental quality values in their planning and
decision-making. Finally, the Act established
a Council on Environmental Quality (CEQ) in
the Executive Office of the President to ad-
vise the President on environmental quality
problems and issues. The CEQ was charged with
preparing the Annual Report on Environmental
Quality to be submitted to the President and
to Congress. There was an expectation that
the Council would play a major role as adviser
to the President on environmental quality
matters, much as the Council of Economic Ad-
visers has done on economic policy for the past
THE MOST IMPORTANT SINGLE STEP TOWARD
PROMOTING ENVIRONMENTAL QUALITY WAS
THE ESTABLISHMENT OF THE ENVIRONMENTAL
PROTECTION AGENCY."
thirty years. This would have required the
Council to have direct input at the highest
levels in the White House on important bud-
getary, policy, and legislative issues, in-
cluding preparation of the Annual Budget and
legislative program. In actuality, the Coun-
cil's role during the period 1970-1976 did not
live up to these high expectations, primarily
because the Council did not have easy access
to the President during the Nixon and Ford
administrations. CEQ has been extremely use-
ful, nonetheless, as a focal point for elabo-
rating environmental problems and issues at
the highest level of government.
ESTABLISHMENT OF EPA
The second major institutional change was
the establishment in late 1970 of the Environ-
mental Protection Agency (EPA) as an inde-
pendent unit of government concerned solely
with promoting environmental quality. The EPA
is primarily a regulatory agency and second-
arily a research and grant administering agency.
As Congress has enacted new and revised en-
vironmental legislation--on solid wastes,
pesticides, toxic substances, noise, and com-
munity water supply--it has placed increasing
administrative responsibility with EPA. It
appears that the decision to bring together
the major environmental protection programs
under one agency (with the exception of oc-
cupational safety and health) is an enduring
one, at least for the foreseeable future.
It is not surprising that EPA has not been
fully successful in carrying out the ambitious
agenda of programs that Congress has assigned
to it. Based on the specific objectives, pro-
grams, and timetables established in the Clean
Air Act of 1970, the Federal Water Pollution
Control Act of 1972, and other legislation,
EPA has fallen far short. Thus in 19 77, Con-
gress found it necessary to extend deadlines
and relax some requirements in both the air
and water quality programs. In part, the goals
and timetables of the original legislation were
too ambitious; in part, the Nixon and Ford
administrations did not provide EPA with ade-
quate resources to do the job; in part, admin-
istrative inefficiency was to blame.
In retrospect, it seems clear that the
single administrative agency approach is an
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important factor contributing to progress on
environmental quality, regardless of the spe-
cific successes or failures of the EPA. The
EPA as an independent agency, rather than as a
subordinate unit in a larger department such
as Interior, is and promises to be an effective
spokesman for environmental quality.
EMERGENCE OF PUBLIC- INTEREST GROUPS
Finally, the emergence of effective non-
governmental environmental interest groups,
with the right to sue government administrators
for non-performance or unsatisfactory perform-
ance, has been important in promoting environ-
mental policy goals. To some degree, these
interest groups have served to counteract the
influence of powerful special interest groups,
including business and industry associations
that favor economic development and oppose
strict environmental controls. Environmental
interest groups, such as the Sierra Club, the
Natural Resources Defense Council, and the
Environmental Defense Fund, have been very ef-
fective via court action in supporting strong
environmental control actions by EPA and in
opposing inaction or weak compromises by EPA
and other government agencies.
CONCLUSION
The major trends in national environmental
quality policies and programs can be summarized
as follows:
The de-emphasis of environmental health as
an objective of environmental programs, which
was associated with the shift in the late
1960s and early 1970s of environmental quality
activities from the Public Health Service to
the EPA, appears to have been reversed. En-
vironmental health as currently reinterpreted
includes safeguards from toxic materials,
hazardous substances, and occupational hazards;
environmental health has now also come to be a
major, and perhaps the single most important,
objective of the national environmental
programs.
The single-minded concentration on environ-
mental quality characterizing environmental
legislation and policies of the early 1970s has
,,, SUPPORT OF INFLUENTIAL PUBLIC
INTEREST GROUPS IS NECESSARY IF REA-
SONABLE PROGRESS IS TO BE MADE ON
Economic challenges to environmental programs
have forced a re-emphasis on public health.
ENVIRONMENTAL QUALITY GOALS,
evolved into a more balanced consideration of
national objectives of employment, economic
growth, economic stability, equity, and energy
self-sufficiency. This has been reflected in
recent revisions of air and water quality
legislation. Given the competing pressures,
this balance was inevitable and is not neces-
sarily in opposition to achieving long-run
environmental quality objectives. An important
consequence is that the national government has
given greater emphasis to environmental health
as a vital element in environmental quality
programs, in part because of the increased
recognition of health and safety threats from
the environment and in part because health and
safety are the most legally powerful justifi-
cations for environmental programs.
Adoption of a national policy statement on
environmental quality and creation of the
Council on Environmental Quality were crucial
first steps toward focusing national attention
on environmental problems and issues. They
are seen as necessary but far from sufficient
actions. In particular, the Council on En-
vironmental Quality has not been used fully by
the White House as a spokesman for environ-
mental quality. The effectiveness of a top-
level agency of this type depends primarily on
how the highest level policy-makers choose to
use its services. It is not yet clear to what
extent the Council will fulfill this role in
the Carter Administration.
The most important single step toward
promoting environmental quality was the estab-
lishment of the Environmental Protection Agency.
The key element here was the bringing together
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early 1970s have been abandoned or modified.
A deeper appreciation of the difficulties of
achieving environmental quality goals along
with other equally legitimate national goals
has led to a revision of expectations. Within
a more realistic policy framework, one can
expect in the next decade steady if not spec-
tacular improvement in the quality of the
nation's environment.
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over the past seven years of all major environ-
mental protection authorities into a single
independent agency with direct access to the
Chief Executive. In spite of the inadequacies
of the EPA performance, it is hard to see how
performance would have been as good under a
fragmented administrative structure.
Consistent and strong public support of
environmental quality programs, including the
monitoring activities of environmental interest
groups, has also been an important factor in
the success of environmental programs. Given
the reluctance and even opposition by industry
and pro- development groups toward action on
environmental improvements, the support of
influential public interest groups is necessary
if reasonable progress is to be made on en-
vironmental quality goals. Support of public
groups can be mobilized most readily for issues
where environmental health and safety are
critical factors.
The national environmental quality ob-
jective has successfully met its first test-
that of survival. In the "mid-course cor-
rections" of both the air and water quality
programs as reflected by the 1977 Clean Air
Act and Clean Water Act revisions, the programs
were continued and in some ways strengthened.
Most of the unrealistic expectations of the
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